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Executive Summary 

This report summarizes the results of the proposed United States Postal Service (Postal Service 

or USPS) Letter Carriers as Census Bureau Enumerators Pilot that was planned for 

implementation during the 2018 End-to-End Census Test.  The scope of the pilot was to test and 

observe the use of Postal Service city letter carriers as Census Bureau enumerators in the context 

of an existing census test.  The Pilot was planned for implementation in two ZIP Codes outside 

of, but adjacent to, the 2018 End-to-End Census Test site location in Providence County, RI: 

02769 North Attleboro, MA, and 02888 Warwick, RI.  The pilot was also planned to involve 

approximately 40 Postal Service city letter carriers operating out of a minimum of two post 

offices, one in each ZIP Code. 

 

Following a significant planning effort, it was determined that the pilot could not be 

implemented because of irreconcilable differences between the requirements of 13 U.S.C. 

(Census Bureau) and 18/39 U.S.C. (USPS), as well as various regulations enacted thereunder.  

The pilot was canceled upon this determination and close-out activities were conducted. 
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1. Introduction 

The Census Bureau Postal Coordination Team within the Geography Division (GEO) of the 

Census Bureau proposed a proof-of-concept pilot on the use of USPS letter carriers as Census 

Bureau Enumerators as part of the 2018 End-to-End Census Test.  The idea of using Postal 

Service city letter carriers to conduct enumeration as part of decennial census operations has 

been proposed or suggested numerous times in recent years by members of Congress, as well as 

other advisory and oversight bodies, in response to rising operational costs of both agencies and 

the need for accurate address data.  The reason for this overall sentiment is that the USPS 

maintains a well-trained and experienced labor force that possesses significant public trust and 

detailed knowledge of the addressing and residential patterns in the communities they serve.  The 

Census Bureau considered leveraging this workforce—in addition to temporary Census Bureau 

field staff—to assist with enumeration.  

 

The rationale for the pilot was to test and observe the use of Postal Service city letter carriers as 

Census Bureau Enumerators in the context of an existing census test and thereby enable the 

Census Bureau and USPS to respond to repeated stakeholder inquiries about this concept with an 

evidence-based position.  Postal Service city letter carriers already play a crucial role in 

identifying Undeliverable as Addressed (UAA) addresses during their daily route activities.  

These UAAs are provided to the Census Bureau and are instrumental in controlling the 

enumeration universe.  Having Postal Service city letter carriers also act as enumerators would 

be another opportunity to leverage and extend both their existing activities and knowledge of the 

communities that they serve.  

 

The potential long-term advantages to the Census Bureau include: (1) leveraging local 

knowledge about addressing and households, (2) leveraging the existing USPS workforce rather 

than recruiting and onboarding temporary census enumerators, and (3) providing a more flexible 

landscape for how and when Nonresponse Followup (NRFU) interviews occur with a wider pool 

of enumerators working different hours. 

 

1.1. Scope 

The scope of the pilot was to test the feasibility of, and assess the factors and processes 

involved in, implementing the use of Postal Service city letter carriers as Census Bureau 

enumerators, in their capacity as USPS employees.  The pilot was planned to be implemented 

in the following two ZIP Codes outside of, but adjacent to, the 2018 End-to-End Census Test 

site location in Providence County, RI: 02769 (N. Attleboro, MA) and 02888 (Warwick, RI).  
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The pilot planned to involve approximately 40 volunteer Postal Service city letter carriers 

and proposed to also include the participation of 8-10 postal supervisors operating out of a 

minimum of two post offices, one in each ZIP Code.  These parameters were chosen based 

on operational considerations such as population size and number of housing units, postal 

considerations such as workforce availability, and estimated cost and schedule. 

 

The proposed evaluation and deliverable for this pilot was a report that would detail: 

1) Specifics of Postal Service city letter carrier assignments and completion of work—

Percentages of assigned vs. resolved cases to determine whether Postal Service city letter 

carriers were able to successfully conduct NRFU activities.  This documentation was 

planned to identify and describe challenges and opportunities for future collaborative 

participation in this operation. 

2) Baseline metrics to describe costs and benefits of a collaborative operation—An 

assessment of the recruiting and onboarding cost savings by using existing USPS 

employees to determine if there was value added in terms of efficiency and quality of 

NRFU activities.  The assessment’s success for the Census Bureau was to be measured 

by the successful and timely completion of cases assigned by the Census Bureau to Postal 

Service city letter carriers with local knowledge. 

3) Results of focus group debriefings held with the Postal Service city letter carriers, their 

managers, and the public—Descriptions of completed enumeration assignments to 

describe and characterize the impacts of this collaboration on agency operations and 

further anecdotal reporting that might point to insight around impacts on public trust and 

trust-message branding as a result of having uniformed Postal Service city letter carriers 

conduct Census Bureau operations. 

4) Documented lessons learned and recommendations—The outcome of this test would 

have provided the Census Bureau and the USPS with baseline descriptive and qualitative 

information that could be used to inform future field-based collaborations, such as a 

scaled-up quantitative pilot and future decennial census collaborative enumeration 

activities. 

2. Background 

The USPS-Census Bureau partnership was formally established under the Geography Division in 

the fall of 2016 to achieve the goal of being a “one stop shop” for coordinating and documenting 

the various activities jointly conducted between the two organizations.  An objective of the 

partnership is to “[a]chieve collaborative value by working together across all lines of shared 

business at the enterprise level.”  The idea of using Postal Service letter carriers to conduct 

enumeration as part of decennial census operations has been proposed or suggested numerous 
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times in recent years by members of Congress, as well as other advisory and oversight bodies 

including in the October 12, 2017, House Oversight and Government Reform Committee hearing 

with Department of Commerce Secretary Wilbur Ross (Exhibit A).  These recommendations are 

cited as responses to the rising operational costs of both agencies and the need for accurate 

address data.  The Census Bureau’s use of letter carriers as enumerators during the 2018 End-to-

End Census Test was an opportunity to test the stated objective of achieving collaborative value.  

The hypothesis was that, from a Census Bureau perspective, the use of Postal Service city letter 

carriers as Census Bureau enumerators would increase local knowledge applied to the NRFU 

operation and expand the Census Bureau’s pool of enumeration resources without having to 

recruit and onboard as many temporary Census employees; and from a USPS perspective, it 

would be a potential source of revenue. 

2.1. Approach 

A critical element of the USPS-Census Bureau partnership is a set of interagency working 

groups focusing on specific topics between the two organizations, serving as subject-matter 

experts when needed, and working collaboratively on pilot programs.  The Postal Service 

City Letter Carriers as Census Bureau Enumerators pilot was heavily influenced by these 

working groups, and the Census Bureau and USPS worked together extensively to model the 

feasibility of the pilot.  The work that was conducted in support of modeling the pilot largely 

took place in the Optimizing Self-Response, Modeling, Field/Human Resources, and 

Partnerships working groups. To see a full chart reflecting the organizational structure of the 

workings groups, refer to Exhibit B.  Each of these working groups contributed knowledge, 

time, and effort into the design and future implementation of the Postal Service City Letter 

Carriers as Census Bureau Enumerators pilot. 

 

The Human Resources working group contributed to the understanding of the compliance 

forms and documentation that would be required for the pilot.  It also determined the most 

effective way for the employees to be compensated and provided extensive feedback on the 

preliminary Interagency Agreement (IAA) that was drafted to govern the pilot.  This group 

held a crucial role in developing a shared understanding of what would be required from each 

agency in regard to raising labor-union awareness and addressing overtime concerns.  The 

Human Resources working group also played a fundamental role in achieving support from 

the National Association of Letter Carriers (NALC) and the National Rural Letter Carriers’ 

Association (NRLCA) in order to progress with the Pilot.  The group used a combination of 

USPS law-department, labor-relations, and human-resources employees to coordinate 

meetings with the USPS labor unions to determine if there would be any anticipated issues 

with the pilot.  

The Human Resources working group was eventually combined with the Field working 

group, which contained subject-matter experts from the Census Bureau’s Field Division.  



  
                                                            2020 Evaluation, Analysis, and Assessment 7 

 

 

They were responsible for providing guidance regarding required enumerator training, NRFU 

operations, and the software used for case assignment.  They helped facilitate learning 

sessions with USPS on topics related to the MOJO Optimizer, which is the tool that the 

Census Bureau uses to assign cases to enumerators.  This facilitated session allowed for both 

parties to understand the role that the optimizer could have in the pilot.  The Field Division 

was able to provide some information about the mode and length of the training Postal 

Service city letter carriers would need to take, the training topics that would be covered, and 

the method for their training to be delivered.  Training locations had not been determined, 

and virtual training options were also being considered. This combined working group 

played an important role in understanding and establishing properly trained staff, as well as 

planning for compliance during execution. 

 

The Partnership working group was responsible for the overarching internal and external 

communication of the pilot.  This working group assisted in identifying the stakeholders that 

needed to be contacted and the most effective methods of communication.  This group also 

coordinated across the two agencies to ensure that executives at each level were aware of the 

pilot and utilized the opportunity to advance the partnership forward.  A communications 

plan was started but halted with the cancellation of the pilot. 

 

The Modeling working group supported the logistics planning for the pilot, including 

identifying success key-performance indicators, suggesting workloads, and rural route 

definition.  This group facilitated the day-to-day planning of how the pilot would be 

implemented, including the details of how the Postal Service city letter carriers would receive 

their assignments and the implications that this would have on each agency. 

 

The objective of the pilot was to have the Postal Service city letter carriers conduct 

enumeration in the same way that NRFU would be conducted within the 2018 End-to-End 

Census Test site.  In order to ensure that NRFU would not be disrupted by the pilot and 

recognizing that Postal Service city letter carriers would not be Census Bureau employees, 

weekly IT system meetings were held to confirm the requirements needed to have 2018 End-

to-End Census Test systems ready to support the pilot. 

   

The Census Bureau created and submitted an Initial Business Plan (IBP) and a Detailed 

Business Plan (DBP) for the pilot that were approved by the 2020 Census Portfolio 

Management Governance Board.  These documents can be found on the USPS Census 

Bureau Partnership Coordination SharePoint site.  The Census Bureau published a 30-day 

Federal Register Notice (FRN) informing the public of the creation and implementation of 

the pilot (see Exhibit C), which generated 12 sets of comments.  An additional FRN was 

published on March 22, 2018, to notify the public of the cancellation of the pilot (Exhibit D). 
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The Census Bureau and USPS produced a Letter of Intent (LOI) and a draft IAA as formal 

documentation in support of the pilot.  The LOI was completed and signed by both parties 

and supported a strategic alliance between the agencies.  The draft IAA for the pilot received 

extensive review and feedback from stakeholders and was circulated for legal review.  The 

pilot IAA was never finalized or signed and did not go through the Census Bureau’s formal 

approval process given the timing of the cancellation.  

3. Outcome 

When the pilot IAA was submitted for legal review, it was discovered that there were 

irreconcilable conflicts between the required handling of certain administrative processes within 

the two agencies.  

 

In a letter dated March 23, 2018, from Commerce Secretary Ross to The Honorable Stephen 

Lynch of the House Committee on Oversight and Government Reform, the Census Bureau’s 

position is stated as follows:  

“In order to participate in the collection of data under Title 13, an individual must be 

either a Census Bureau employee or a temporary employee with Special Sworn Status 

(SSS).  Specifically, 13 U.S.C. 23(c) states: 

The Secretary may utilize temporary staff, including employees of Federal, State, or 

local agencies or instrumentalities or employees of private organizations to assist the 

Bureau in performing the work authorized by this title, but only if such temporary 

staff is sworn to observe the limitations imposed by Section 9 of this title.  (Emphasis 

added). 

Therefore, the Census Bureau can only engage Postal Service City Letter Carriers to 

assist the Census Bureau in conducting the End-to-End test authorized by Title 13 if 

those Postal Service City Letter Carriers obtain SSS pursuant to 13 U.S.C.  To do so, the 

Postal Service City Letter Carriers must take an oath of nondisclosure to protect the 

information they collect and to comply with the requirements set forth in Title 13. 

See a copy of the full letter in Exhibit E. 

   

A change of law or similar measure was suggested by Rep. Lynch, but the Census Bureau 

concluded in the same response letter from Secretary Ross that “any legislative change 

purporting to carve out an exception to the Title 13 confidentiality requirements for Postal 

Service City Letter Carriers would be impractical and could negatively impact public 

cooperation with the 2018 Census Test and the Census Bureau.  However, if the USPS is 

interested in modifying its own policies and procedures to allow participating Postal Service City 
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Letter Carriers to comply with Title 13, the Census Bureau is committing to work with USPS 

and Congress to establish a partnership in future Decennial Censuses.”   

4. Recommendations 

All pilot activities were discontinued based on the irreconcilable conflicts of the requirements of 

13 U.S.C. (Census) and 18 and 39 U.S.C. (USPS) and the regulations enacted pursuant to those 

titles.  The Census Bureau and USPS should work together to either exempt USPS employees 

acting on behalf of the Census Bureau from certain confidentiality requirements of Title 13 

through a legislative change, encourage the Census Bureau to independently engage USPS 

employees to perform enumeration functions as Census Bureau employees, or pursue other joint 

initiatives unrelated to enumeration that will continue the efficiencies and innovative discovery 

made possible by this partnership activity.    
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Exhibit A: Relevant Pages from the Official Transcript of the House 

Oversight and Government Reform Committee hearing with Department of 

Commerce Secretary, Wilbur Ross  
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Exhibit B: Partnerships Working Groups – Organizational Chart 
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Exhibit C: Pilot of USPS Letter Carriers as Census Enumerators during the 

2018 End-to-End Census Test 
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Exhibit D: Notice of Correction to Federal Register Notice for the proposed 

Pilot of USPS Letter Carriers as Census Enumerators during the 2018 End-

to-End Census Test 
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Exhibit E: Letter from Commerce Secretary Wilbur Ross to the Honorable 

Stephen Lynch, Chairman, House Committee on Oversight and Government 

Reform
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